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CHAPTER I
THE PROBLEM AND DEFINITIONS OF TEEMS USED
Background and setting of the problem. In the United 
States, the individual state has traditionally been charged 
with the major portion of the responsibility of providing 
education for the young of the state.^ Because education 
was not mentioned In the Constitution of the United States, 
the power and responsibility for educating the young was 
recognized as a state function^ through interpretation of 
the Tenth Amendment to the Constitution.^ Of course, the fed­
eral government has, and still does participate in educa­
tion to some extent, but the major portion of the responsi­
bility still rests with the states.
Howevet, historically speaking, by the time the 
states undertook any active responsibility for the educative 
function, most towns and communities had already established 
schools to educate their young. Hence, strong bonds were 
established between the local community and its schools.
The next logical administrative move made by most state 
governments was the delegation of educative authority and
^National Education Association, Department of Rural 
Education, The County Superintendent of Schools in the United 
States. Yearbook 1950 (Washington, B.C.; The Association,
I555TT Pa 30.
*"..the powers not delegated cto the United States by 
the Constitution, nor prohibited by it to the States, are re­
served to the States respectively, or to the people.."
—1—
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responsibility by the state to the local community. The 
local school board became an agent of the state, created to 
discharge the educative responsibility of the state.
As the communities, towns and cities increased in 
number and size, state governments realized the necessity
for having a representative of the state raid-way between
the state government and the local district to expedite the 
flow of information, ideas and directives. Most states were 
already subdivided into counties, and so the office of the 
county superintendent of schools came into existence with 
the original purpose of assisting the state departments of 
education.3
Along with assisting the state departments of educa­
tion, the intermediate county office has traditionally pro­
vided certain services and aids to the smaller administrative 
and school units within the county boundaries.^
A recent innovation in the field of local public
school administration is the county unit.5 A county unit is 
simply a large local school district, whose boundaries are 
concurrent with the county boundaries. At present twelve
^National Education Association, Department of Rural 
Education, The Community School and the Intermediate Unit. 
Yearbook 1954 (Washington, D, C.: The Association, 1954)
p. 40.
^T. L. Relier, "Characteristics of a Desirable Inter­
mediate Unit," The American School Board Journal. 1^9:29, 
August, 1954.
^Shirley Cooper, and Charles 0. Fitzwater, County 
School Administration (New York: Harper and Brothers, 1954),
p. 173.
Reproduced with permission of the copyright owner. Further reproduction prohibited without permission.
-3-
states have the county as the local unit of school adminis­
tration throughout the entire state. Several other states 
have county units interspersed with the intermediate type of 
organization. Cooper and Fitzwater mention "at least five 
complete county units in Oregon, three in Colorado, one in 
Minnesota, one in Indiana and five in Illinois."^
Definitions of terms used. There is a tendency to 
confuse the county as a unit of administration with the 
county as an intermediate unit. For this reason, the term 
intermediate unit will be used in this paper to indicate all 
the types of school administration units that function on 
a level midway between the state and the local district.
The term county office will designate the intermediate type 
of county organization. The term county unit will indicate 
the county as the basic unit of school administration.
The county is the intermediate unit in most states, 
notable exceptions being the supervisory district or union 
in New York and the New England states and the parishes in 
Louisiana.
The present status of the Intermediate office. At 
present, the intermediate office is in a state of change 
throughout the United States. As was indicated above, some 
states have eliminated the intermediate office altogether. 
Several states, California foremost, are developing the inter­
mediate office to the fullest possible extent.
&Ibid.. p. 174
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In Montana the county has been and still is the 
intermediate unit for school administration. Also, in 
Montana and other states, there is a gradual awakening to 
the fact that the intermediate unit has many administrative 
and educative potentialities that have not as yet been 
realized. Reasons for slowness in realizing these potentials 
are well stated in the 195A Yearbook of the Department of 
Rural Education, National Education Association as follows:
The intermediate unit has seldom approached 
its potential in serving educational needs.
Limitations in organizational structure, inadequate 
definition of duties and functions, or an absence 
of professional leadership with sufficient vigor 
and insight to develop new functions and provide new 
services have often impeded development.?
Probably the strongest single argument for the inter­
mediate unit of school administration is the existence of 
schools and smaller units of administration which are not 
able to provide certain services which are commonplace in 
most large urban systems. Mr. Howard Dawson states in an 
article written for School Executive that
the limitations of community units will most 
likely be met by the development of the inter­
mediate unit to provide services and programs 
that small units can have only by cooperating 
with their neighbors through a larger unit of 
service operations.°
^National Education Association, Department of 
Rural Education, The Community School and the Intermediate 
Unit. Yearbook 1954 (Washington, D.G.: The Association,
T ^ )  p. 43.
«Howard H. Dawson, "District Reorganization," 
School Executive. 74:86, January, 1955.
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THE PROBLEiî
Statement of the problem. This study attempt
to detail criteria for the organization and funcisions of the 
office of the county superintendent of schools in i'lontana.
The criteria are not offered as suggested changes for all Mon­
tana counties, but as resource ideals, embodying the 
latest in administrative theory and the latest in actual 
practices now carried on at the intermediate level in other 
states. An attempt will be made to relate these criteria, 
theories and practices to the Montana situation considering 
such factors as: the present status of the office in
Montana, density of population, area, roads, finances, and 
present Montana legal requirements.
Basic assumptions. First, it is assumed that equality 
of educational opportunity is a goal worth striving for. 
Second, there are many services and functions necessary for 
adequate secondary and elementary programs which cannot be 
provided by the smaller and more sparsely settled districts 
on a sound economic basis, even after district reorganization. 
Third, many services and functions needed by the smaller 
districts could be provided by the office of the c ounty 
superintendent, provided the potentialities of the office 
are recognized. Finally, Montana county superintendents and 
other educational leaders need and want information that may 
lead to a strengthening of the county as an intermediate
Reproduced with permission of the copyright owner. Further reproduction prohibited without permission.
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office and a resultant increase in educational opportunity 
for children in i-iontana, and possibly elsewhere.
Significance and purpose of the problem. If refer­
ral is made to a professional paper by dell Sullivan on the 
county superintendent in Montana, a fairly clear picture of 
the status and problems of the office in üontana can be ob­
tained. Mr. Sullivan found that most Montana superintendents 
believed their offices to be understaffed. They felt they 
spent too much of their time with routine office duties. 
Thirty-eight out of fifty-one s^ent thirty per cent, or less, 
of their time on supervision. The picture ^resented by 
Mr. Sullivan's paper is not commensurate with sound education­
al theory. Other states have recently changed the 
structural organization and functions of the intermediate 
offices within their b o r d e r s , A  consideration of the 
educational theory and proven practices in other states, 
related to the Montana situation, is timely and should 
prove valuable in stimulating sound changes and improve­
ments for the Montana office.
Very little information is available on the per­
sonnel required for an intermediate office to provide a 
given level of services for a specified number of school
0Nell Sullivan, "The Status and Problems of the 
County Superintendent in Montana," {unpublished i^iaster's 
thesis, University of Montana, Missoula, 1>54), p. 75,
"‘■'-'National Education Association, Department of Rural 
Education, The County Superintendent of Schools in the United 
States, Yearbook 1950 {Washington, D.C.: The Association,
1950), p. 53.
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units or a certain number of children* This study will 
investigate the relationship between the number of per­
sonnel in selected intermediate offices, and such quantities 
as: (1) the school units served by the intermediate office,
(2) the population of the unit served, and (3) the number of 
teachers in the unit served* The writer hopes that the 
study will provide valuable normative information, through 
the investigation of selected outstanding intermediate offices 
in other states,
Two studies of the office of the county superinten­
dent in Montana have been made in recent y e a r s , B o t h  of 
these were status studies of the office as it existed at the 
time of the particular study* There now seems to be a need 
for normative Information which could lead to improvement of 
the county office in Montane*
Montana * s size and sparsity of population create a 
problem which defies an easy overall solution, A study of 
this type should reveal many questions and problems which 
could use further study* Therefore, a final purpose of 
this study is to spell out, in a unified framework, the 
areas requiring further study and research,
LIMITATIONS OF THE STUDY 
No attempt will be made to fit the criteria to any
Sullivan, 02* cit., 92 pp,; Rachel Fay Kirkpatrick, 
"Study of the Present Status of the County Superintendent in 
Montana," (unpublished Master’s thesis, University of Mon­
tana, Missoula, 1936), 86 pp.
Reproduced with permission of the copyright owner. Further reproduction prohibited without permission.
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specific Montana county, but many facts will be presented 
about all Montana counties. The criteria will at best serve 
as guides for consideration in a specific situation.
The number of tax dollars available for educational 
use in Montana, at the present, places a definite limit on 
some functions of the office of the county superintendent.
The people may want to increase the range of educational 
opportunity for their children, only to find that the 
present tax structure in 2̂ k>ntana is not able to produce 
the needed money. In this study, examples of the way the 
intermediate office is financed in other states will be 
presented; however, the Montana financial situation must 
be considered a unique limiting factor that must be con­
sidered in more complete detail than will be possible in 
this study.
Some of the information presented will be theoretical 
in nature, and theory cannot always be applied in a given 
situation. Also, to some extent, value judgement is exer­
cised when certain functions and organizational features of 
other counties a re termed desirable
ORGANIZATION OF THE REMAINDER OF THE STUDY
' Since a large portion of the information for this
study was collected by library research, one complete chapter, 
Chapter IV, will be devoted to a consideration of the general
12çf. post p. 27.
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theory on the intermediate unit. Because of this fact, the 
related literature coverage, Chapter III, has been reduced 
in nature to brief appraisals of various sources of related 
information.
Chapter II will reveal the procedures used in the 
collecting and organizing of the data and information for 
this study.
Tables will be used extensively in Chapter V to 
present information collected from various outstanding 
intermediate units in other states.
In Chapter VI, an attempt will be made to relate 
the criteria to the Montana county office. Chapter VII 
will contain a summary and recommendations for further 
study.
Reproduced with permission of the copyright owner. Further reproduction prohibited without permission.
CHAPTER II 
PROCEDURE
The infonnation and data for this study come from 
two different sources. Most of the information for the 
general theory was collected b y  library research. The nor­
mative status information on intermediate units in other 
states was gathered by use of a short information blank.
Secondary source information. All available books 
on the Intermediate unit of school administration were read 
and analyzed by the writer. In addition many books on the 
sociology or rural communities were read to provide back­
ground information. All of the periodical literature deal­
ing with the intermediate unit, which was listed in the 
Education Index, years 1947-1954» was covered.
The thesis of Neil G. Sullivan^, on the status of 
the county office in Montana was a valuable source of status 
Information, as was the Montana School Law book of 1953.
In addition to providing the writer with necessary 
background information, the secondary source information 
was utilized in forming the text of Chapter V for this 
thesis. Table X in Appendix E, lists certain facts about 
all Montana counties. This table was compiled frora the 
1954*1955 Montana Educational Directory and from the 195Q
^Sullivan, cit.. 92 pp.
Reproduced with permission of the copyright owner. Further reproduction prohibited without permission.
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United States census reports.
Primary source information. Factual information
was sought from thirty-five intermediate units in other
states. These thirty-five intermediate units were chosen
2because they had been cited in recent books and period­
ical literature for having outstanding organization or for 
offering many services to the schools they serve. An 
attempt was made to select intermediate units which would 
compare in area, population and population density to the 
range for Montana counties in these factors. Information 
was also sought from several larger intermediate units^; 
this information was used for illustrative purposes,
A letter of explanation and instructions^, along 
with one copy of the information blank^, was mailed to thirty* 
five intermediate offices in Illinois, Iowa, Wisconsin,
Kansas, California, Washington and Oregon, on May 24, 1955.
cA follow-up card® was mailed the fifteenth of June to the
2The names of most of these intermediate units were 
taken from two sources; (1) National Education, Department 
of Rural Education, The Countv Superintendent of Schools in 
the United States. Yearbook 1950 (Washington, ïïTc,; The 
Association, 1950), 1Ô8 pp., and (2) National Education 
Association, Department of Rural Education, The Community 
School and the Intermediate Unit.Yearbook 1954 (Washington, 
D.C.; The Association, 1954), 259 pp.
^These units were Alameda and San Diego counties in 
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to the sixteen offices which had not returned the completed 
blank. On the twenty-fourth of June, a second letter' and 
an additional copy of the information blank were ænt to 
the eleven offices which had still not responded at that 
date. After the second letter was sent out, six more 
returns were received and this brought the total number of 
responses to thirty, and since the sample was selected and 
not random, the twenty-five used were chosen from these.
For recording the primary source data, a master 
sheet was prepared from graph paper containing four lines to 
the inch. The counties were then listed vertically, in 
alphabetical order, and grouped by state, A horizontal 
listing of all the factual information in the blank, 
except the services rendered^, was made. The services 
rendered were handled on a separate sheet of graph paper, 
in such a way as to show the total number of offices that 
provided each of the services in the different ways 
mentioned. Ratios, such as the number of personnel in 
an office to the number of units served, were than made 
and tabulated graphically. This data provides the basis 
for the tables and information which appear in Chapter V,
7see Appendix D. 
&See Appendix B.
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CHAPTER III 
REVIEW OF RELATED LITERATURE
Since a large portion of the information used in 
this study was obtained from secondary sources, much of the 
information that might ordinarily be f ound in a chapter on 
related literature will be utilized in the text of the 
chapter covering the general theory on the intermediate 
unit (Chapter IV). Here, an attempt will be made to review 
a few sources of information which relate to a more thorough 
understanding of the intermediate unit.
Literature on rural education. Some intermediate 
offices serve densely populated areas which could hardly 
be termed rural, but the majority of the intermediate 
offices work in a rural setting. For instance, two-fifths 
of all counties in the United States have no urban population 
and in three-fourths of the counties the population is pre­
dominantly rural,1 Therefore, if a more complete understand­
ing of the intermediate unit is desired, '-an attempt should 
be made to, become acquainted with some of the literature on 
the rural community. The potential importance of the inter­
mediate unit is more readily realized when the economic and 
sociological environment of the rural community is under­
go. 0, Fitzwater, "County Superintendents Chain 
Reaction," National Education Association Journal. 40:119, 
February, 1951.
Reproduced with permission of the copyright owner. Further reproduction prohibited without permission.
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stood.
Rural life in the United States has changed in many 
observable ways in the past fifty years. Perhaps the most 
of thé change in rural life has been initiatec by the 
increase in food productivity brought about by technolog­
ical advances in crop production. However, while more food 
can nov/ be produced by fewer workers, the farm b irth rate 
has been steadily increasing. The net result is that many 
of the children vdio were able to stay on the farm fifty 
years ago must now migrate to more urbanized areas in 
search of employment. According to Lowry Nelson, Professor 
of Sociology at the University of Minnesota, more than half 
of the young people brought up on farms will have to become 
city workers in city industries.^
One of the outstanding problems which face rural 
education because of the migration of rural youths to the 
city and city Jobs is that of establishing an adequate 
guidance system to prepare the migrators in making wise 
vocational or educational choices.^ Rural youths are at 
a disadvantage because they are isolated from first hand 
contacts with the industrial labor market. These young
"  .-'"ÿ"......^Shirley Cooper, and Charles Ü. Fitzwater, County 
School Administration (New York: Harper and brothers, 1954),
p. 51.
^Lowry Nelson, "Education in a Changing Rural Life," 
Education in Rural Communities. Fifty-first Yearbook of the 
National Society for the Study of Education, Part II (Chicago: 
The University of Chicago Press, 1952), p. 7.
^Cooper and Fitzwater, 0£, cit.. p. 53®
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people need the information which could be provided in a 
comprehensive guidance program. But many school districts 
cannot provide an adequate program unless they can estab­
lish a cooperative program with neighboring districts.^
The automobile and vast improvements in communica­
tion facilities have contributed to an increase in the 
mobility of the population of the United States. This mobility, 
along with the natural increase in population due to 
in- or out-migration must be considered in any estimate 
of change in population for a given community. Families no 
longer settle in one small town or coimaunity for life but 
may make several changes during the period of time that 
the children are in school. Usually these changes are under 
the inducement of unequal economic opportunity.^ How much 
will the children of such families be affected by the changes 
in educational opportunity which they may be faced with 
in moving from school to school?
The effects of these tremendous changes on the rural 
scene should be considered when the present quality of rural 
education is evaluated. Do the rural youth who will migrate 
have a degree of educational opportunity equal to that of 
the urban youth with whom they will have to compete? Most
^American Association of School Administrators. The 
American School Su.oerintendencv. Thirtieth Yearbook (Washing­
ton, D.C.: The National Education Association, 1952), p. 363-
3^4* ^
Lowry Nelson, o£, cit.. p. 35*
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concerned educators agree that the number and quality of the 
services offered by small rural school units must be in­
creased if the quality of educational opportunity for all 
youth is to be realized. This increase in services can be 
economically obtained through an active and efficient inter­
mediate unit.7
The background information described above is only 
a partial review of the literature available on rural com­
munities. Z4any books and articles are available which 
describe in complete detail many of the socio-economic 
factors of rural life that affect rural education. The 
interested reader is directed to a selected bibliography 
on rural education which is published by the National 
Education Association.^ This bibliography, though selected, 
is quite complete and will serve as an excellent guide to 
the reading on rural communities.
Literature on school district reorganization. Since 
the reorganization of school districts is sometimes prompted 
by, and always has a definite effect on the intermediate 
unit, a short review of the literature on this topic is 
pertinent here.
The local school district has always played a most
7v;illiam McCann, "The Evolution of the County School 
Superintendency in California," California Journal of Sec­
ondary Education. 2 6:364, October, 1951.
“National Education Association, Department of Rural 
Education, "Selected Bibliographv on Rural Education." 
(Mimeographed for the National Conference on Rural Education 
held in Washington, D,C. on October 4-6, 1954), 33 pp.
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important role in the educational administration structure 
in the United States, when the population of the United 
States was yet quite small the local district was an effi­
cient unit for dealing with the educational problems of 
a single community. #ost state governments were quite 
liberal in creating school districts and, as a result, what 
has been described as a "crazy-quilt" of school districts 
came In to being.
These numerous small school districts have had a 
stifling effect on the quality of education which many
9children receive, especially in rural areas. In recent 
years the recognition of the changing economic and social 
conditions has spurred a movement to decrease the number 
of school districts through reorganization. A recent 
survey reveals the extent of school district reorganiza­
tion for all types of school districts:
1932 —  127,529 cistricts 1948 —  9 8 ,31 2 districts
193d —  119,410 » 1950 —  bl,710
1944 —  110 ,270 " 1953 —  6 6 ,472 "
The trend to reorganize school districts into larger 
units can receive much encouragement from an intermediate 
office. In a sense the intermediate office might resent
^Francis S. Chase, and John E. Baker, "Rural Educa­
tion Today,” Education in Rural Communities. Fifty-first 
Yearbook of the National Society for the Study of Education, 
op. cit., p. 91.
^^National Education Association, Department of Rural 
Education, The Community School and the Intermediate Unit. 
Yearbook 1954 ('Washington, D.G. : The Association, 1954T"p. 138.
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thé reorganization, because in many cases it means less 
dependence by the local district on the intermediate office 
for direct rendering of instructional service for spe­
cific provisions in a schools program. Theodore H. Relier 
believes that the intermediate office would not become 
less important but that it would be able to give "more and 
more attention to assisting in the development of local 
leaders, and to coordination, research, experimentation, 
and planning."11 Emory Stoops, administration assistant in 
the office of the Los Angeles County Superintendent of 
Schools, asserts the need for an intermediate office will 
not decrease with reorganization when he states:
It is important to note that as district reorganiza­
tion has eliminated the one-room school, the need for 
supervisory services from the county has not been 
diminished, but has considerably been expanded. When 
the focus of the county superintendent^s staff is upon 
the improvement of classroom instruction, through the 
process of working with school districts rather than 
imposing programs upon them, there will always be a 
strong demand for sound professional assistance from 
his office.
Literature on the county unit. As was indicated 
previously, in twelve states the basic unit of administra­
tion for all counties is the county unit.13 A listing of 
the characteristics common to the county units of all states
llT. L. Relier, "Characteristics of a Desirable Inter­
mediate Unit," American School Board Journal. 129:30,
August, 1954.
l^Emory Stoops, "County School Service and Reorgan­
ization," Phi Delta Kapoan. 32:326, March, 1951.
13çf. ante. p. 3»
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wds oiâds rccsn'tly by Coopcrfflid Fitzwâtôri find it is repro­
duced below;
1. The county unit is centrally controlled by a single 
representative lay board. There are no subordinate 
boards within its limits that have general adminis­
trative power.
2. The board operates through a superintendent who is 
the chief educational officer in the county-unit 
district.
3. There is but one general school budget in the county 
unit.
4. Educational programs are maintained that extend 
through both elementary and secondary grades.
5. Administrative authorities of the county unit are 
directly responsible to the people. • • *
6. Lines of communication between the county-unit dis­
trict and the state department of education are 
direct. There is no intermediate administrative 
organization.
7. There are a number of local attendance areas within 
each county unit district.
. Ô, The boundaries of the county-unit district coincide 
with or are approximately the same as the boundaries 
of the civil county.14
The functions and organization of the county-unit 
and the intermediate unit are quite similar in many respects 
and an uncritical analysis might produce the conclusion that 
the intermediate unit and the local districts are superflu­
ous and should be replaced by the county-unit type of organ­
ization. Most educators however, realize the limitations of 
the county-unit. The county-unit cannot be considered a 
panacea for the reorganization problem. The chief argu­
ment against the county-unit is that it decreases local 
initiative, because the distance between the people and
l^Cooper and Fitzwater, 2£* cit.. p. 190.
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the administr.'ition is increased. Some states which have
the intermediate type of organization in the majority of
their counties have found use for the county-unit in a
few selected counties within their boarders. M. *i.
Chambers recommends that the county-unit be considered
in many cases of district reorganization where special
geographic and economic factors make the situation 
16unique.
15National Education Association, Department of 
Rural Education, The Community School and the Intermediate 
Unit. OP. cit. p. 50.
M. Chambers, "School Districts Crazy v^uiit," 
Elementary School Journal. 48:268-275*




The intermediate office for both rural and urban 
districts* The intermediate office is usually thought of 
solely in terms of its activities with rural communities.
This type of thinking is understandable considering the early 
history of the county office and the present preponderance 
of rural communities which are served by intermediate units. 
However, there are numerous services which an intermediate 
unit can provide in more densely populated districts* As 
an example of such services, consider the cooperative pur­
chasing program carried on in King County, Washington(pop­
ulation density 343*5 per square mile) or in l4ultnomah County, 
Oregon (population density 1112*1 per square mile)*1 A 
purchasing association in Spokane County, Washington, was 
organized through the county superintendents office and 
handled an actual volume of thirty thousand dollars in 
1948- 49.2
A large local district can benefit as much finan­
cially from certain services of an energetic intermediate
^United States Bureau of the Census, Seventeenth 
Census of the United States: 1950. Number of Inhabitants.
Vol. I Washington; Government Printing Office, 1952)
^National Education Association, Department of Rural 
Education, The County Superintendent of Schools in the United 
States* Yearbook 1950 (Washington, D.C.: The Association,
1950)7 p. 135.
- 21-
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unit as a small local district can. In this respect, and 
in speaking of the state of California, George D, Strayer 
states:
In the more populous counties there a re services 
which are provided more economically and more compe­
tently than can be expected to be developed in each 
of the several school districts. The county office 
may well provide consulting service dealing with the 
problems of transportation, lunchroom service, legal 
and other advisory service to local boards, leadership 
in district reorganization, advice concerning public 
relations, and the service or research,3
Criteria on the relationships between the inter­
mediate unit and the local district, Host authorities 
agree, whether the local district be large or small, that 
the services of the intermediate office should be optional 
and not forced.^ The intermediate office should be a 
center for serving the various districts and not for running 
them,5 One of the basic tenants of a democratic society is 
that the people should be able to exert their will and 
make their wishes known, either directly or through elected 
officials. The public schools in most states are operated 
within a three-unit type of administrative structure: state,
intermediate and local. Functions within this structure
3Ceorge D, Strayer, A Design for the Administration 
of Public Education (Stanford, California: Stanford Univer­
sity Press, 1934), p, IS,
, ^National Education Association, Department of Rural
Education, Yearbook 1950, cit., p. 139*
^American Association of School Administrators, The 
American School Superintendencv. Thirtieth Yearbook (’.’ashing* 
ton, t).̂ , : The Association, a department of the National
Education Association, 1952), p. 372.
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have been decentralized as much as possible* This decentral­
ization la thought to accomplish two objectives; (1) guard 
against arbitrary exercise of authority by a central power, 
and (2) stimulate local initiative and interest in local 
problems.
Still, if governmental efficiency is to be preserved 
there must be some common agreement as to how the various 
functions should be allocated. Through the years a prag­
matic policy has been formulated to deal this problem of 
allocation of functions. This policy has been succinctly 
stated as follows; ”A function should be allocated to that 
unit closest to the people where it cah be carried out with com­
pleteness, equity and efficiency*"^ In using this state­
ment as a guide however, difficulties may be encountered in 
the interpretation of the words completeness, equity and 
efficiency. The geography, population density and the 
number of school units are just three of many factors 
which must be considered in determining whether the inter­
mediate unit should undertake a function or let the local 
unit have the function. If and when all the local units 
can carry on a function with effectiveness and efficiency 
equal to that of the intermediate unit, then the local
National Education Association, Department of Rural 
Education, The Comnunitv School anf. The Intermediate Unit. 
Year book 1954 IhashingtorT, D.C. ; The Association, iTPTT 
p. 1Ô2.
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units should take on these f u n c t i o n s * 7
The Wisconsin Commission on the Ir;iproT/e:aent of the 
Educational System stressed the importance of this service» 
unit concept of the intermediate unit in the following 
manner:
If the functions which the intermediate unit is given 
to perform are routine and repetitive in nature, we 
recommend that the unit be permitted to expire when 
the state reorganization program is complete. If, 
however, the intermediate unit can be developed into a 
service unit which provides worth-while functions, we 
recommend that it be retained and strengthened to 
permit it to provide the type of service which will 
facilitate better education."
Services to be rendered bv the intermediate unit.
A properly organized intermediate unit could probably offer 
all of the services now utilized by most large urban school 
systems. In discussing any listing of possible services, 
one must bear in mind the principle of keeping the functions 
on the lowest level possible. A listing of services then 
becomes a check list which could be used by intermediate 
and local unit superintendents to evaluate their educational 
facilities.
Most texts break down the services offered Irp c 
three categories ; administrative, supervisory and pupil 
personnel. Administrative services could be described as
7 l b i d . p. 1 8 3 ,
^Report of the Commission on Improvement of the 
Educational System. Part I, General Recommendations. 
(;adison, Wisconsin: Commission on Improvement of the
Educational System, 1948), p. 13.
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those services offered to the local district superiateodeats 
which do not bear directly on the learning environment*
I
Supervisory services are those services aimed at increasing 
the educational effectiveness of the classroom by working 
with the teacher* In a limited sense, administrative and 
supervisory services are traditionally thought of in connec­
tion with the intermediate unit* %hen offering j^upil ser­
vices, the intermediate office deals directly with the pupil* 
Providing a nurse to check for physical defects is a pupil 
service*
Indirectly, services may be provided by various 
other governmental and private agencies which have been 
stimulated by the Intermediate unit*9 The intermediate 
unit acts as a oooNlnator for this type of service*
Thus, if a state has an excellent health program it is 
logical that the Intermediate unit should not try to dup­
licate that program, but it should act as a coordinating
agency in seeing that the program reaches all school 
children*
The 1954 yearbook of the Department of Rural 
Education of the National Education Association provides 
a listing of various services which are now provided by 
intermediate, unite in various states. This list
9shlrley Cooper, and Charles 0, Fltstater, County 
School Administration (New York; Harper and Brothers, 1954), 
Chapter TTv ; "p. . '
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should give the reader some indicatioa of the possibilities





Reports, bulletins, handbooks, etc.
Cooperative or centralized purchasing 
Curriculum laboratory 
Curriculum leadership
Conservation, safety, radio and TV programs, etc. 




Partially sighted (Sight saving class)
Speech defectives


















School lunch personnel 




Books, films recordings, etc.. . .
Professional personnel services 
Teacher placement service 
Substitute teacher pool
Salary schedule development and coordination, • • . 
Pupil personnel services
Attendance supervision. Guidance and counseling 
Testing, isychological and psychiatric services 
Mental health clinic
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Pupil transportation services
Administration of transportation 
School bus maintenance 




Planning and maintenance 
Building clinics 
Architectural service 




Art, music, agriculture, homemaking, physical educ* 
Special consultants and coordinators
Reading consultant, science-consultant, etc.
Trade and industrial education
The majority of these services are commonplace in the larger 
urbcn school systems, but a small system is definitely hand­
icapped both administratively and financially if it attempts 
to furnish even a small number of these services in an 
efficient manner.
The size of the intermediate unit. Too many factors 
must be considered to flatly state that an intermediate unit 
should be so large and no larger. A flat statement of this 
type, without qualification, assumes a theoretical ideal 
starting point that can be achieved in only rare situations. 
In most situations, where change or improvément is contem­
plated, there is already some type of administrative unit 
in existence, an'" fact makes the situation unique.
Also, the terrain, the population density, the roads,
10National Education Association, Department of Rural 
Education, Yearbook 1954, o£. cit.. p. 187.
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finances and the educational need of the unite compared 
must be c i-.idered if an accurate normative comparison is 
to be made. A discussion of a de«-*-~'-1t size for an inter­
mediate unit must be dual in the sense that both the theory 
and the practical situation must be considered.
Only New York has come close to establishing a 
theoretically correct intermediate unit as far as size is 
concerned. This has been accomplished by ignoring the 
boundaries of civil and political units in establishing 
the boundaries of the intermediate district. The boundaries 
of the intermediate unit in New York were planned to en­
compass smaller districts where there is a feeling uf coimon
11interest, i.e., a natural socioeconomic unit. The 
investigators who studied the intermediate unit in New 
York; preparatory to legislative action in 1948-1953, 
recommended that the area be small enough so that the 
people feel a keen sense of responsibility for the actions 
and large enough to permit efficient and economic actions 
on the part of the administration.^^ However, the climate 
which has produced this change in New York is one which 
has been created by a continuous evolutionary process ini­
tiated by a law passed in New York in 1795 recognizing
11
J, Cayce Morrison, and others, The Intermediate 
District in New York State. Special Studies (Albany, New 
York; The New York State Education Department, 1948), 
p. 14-16,
IZibid.. p. 13.
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certain intermediate school administrative functions.
Most states would not be so responsive to a complete change 
without considerable study.
A search of the literature produces very little 
normative information on how large an intermediate unit 
should be in terms of population and number of school 
units served* Indeed this information would be of little 
value if it was not acquired from an area comparable in 
size and other factors to the area in which it is to be 
used. The main purpose for the next chapter in this study 
is to detail some information on outstanding intermediate 
units which are comparable in size and population to 
Montana counties.
Theodore H. Relier has stated that an intermediate 
unit should contain within its boundaries at least ten 
local administrative units and from fifty to one hundred 
thousand p e o p l e . B u t  he adds that incertain cases 
geography should be considered as a factor along with 
population. Certainly in any large sparsely settled area, 
geography must be considered.
Traditionally the county has been the intermediate 
unit in most states. But counties vary widely in area and 
population, especially in the middle and northwestern states.
..............■■ y  g —
^Cooper and Fitzwater, ££• cit.. p. 105. 
l^T. L. Relier, "Characteristics of a Desirable Inter­
mediate Unit,” American School Board Journal. 129:29-30, 
August, 1954.
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Perhaps what is necessary Is a complete study of all the is­
sues Involved for the individual state which is thinking 
of improving the intermediate unit. For many services it 
may prove desirable to ignore existing county lines in 
establishing service units,15 in some cases intermediate 
districts which encompass two or three c ounties may prove 
desirable.
THE INTERi^EDIATL OFFICE
The intermediate superintendent. All of the litera­
ture in which the intermediate unit superintendent is dis­
cussed, stresses the need for obtaining superintendents with 
the highest possible qualifications* The leadership in the 
intermediate unit should be the most significant educational 
position in the area.l^ Dr, George D. Strayer believes that 
"in no case should the salary paid to this official be less
than that paid to the most competent superintendent of the
17local . • • school districts of that area,"
By analyzing data in the 1950 Yearbook of the Depart­
ment of Rural Education of the Rational Education Associa­
tion, several interesting relationships can be observed be­
tween salaries paid to superintendents and the qualifications
l^National Education Association, Department of Rural 
Education, Yearbook 1954, op, cit.. p. 191, 
l&Reller, o£, cit,, p. 29,
^'Strayer, cit., p. 17,
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that are demanded of
In the seven states which have intermediate organi­
zation and which reported (in 1^49/ the highest median 
salaries paid to superintenaents, the following facts 
can be ascertained: (1) the median salaries ranged from
y$015 to •;b$GO; (2) in six ox the seven states the superin­
tendents were appointed to office by a county board; (3) the 
range of education required was from four to six years of 
college work; ana, (4) the term of office was from four 
years to an indefinite number of years. These four facts 
suggest the qualifications which were deemed desirable by 
those states which were paying the most money for the service, 
These four qualifications are also recommended in most ed­
ucational literature on the subject.
All authorities reviewed recommend that the county 
superintendent be appointed to office. The reason most 
generally given for this recommenaation is that the superin­
tendent should be chosen from the best qualified candidates 
without regard to residence or other political qualifica­
tions, Needless to say the staff members of the superin­
tendent's office should also have the proper qualifications 
for their various specialties.
The intermediate board of education. Another common
ISThe figures for the following paragraph were taken 
from Table 6,, of the 195Ü yearbook of the Department of 
Rural Education, National Education association, o^, cit,.
P« 50*
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point of agreement lor authorities on the intermediate unit 
is the desira »iiity of having a board of education for the 
intermediate unit. The board should be empowered to make 
policies for the administration of the intermediate unit 
programs. Strayer sums up most of the theory on the county 
or intermediate board %hen he states:
. . .  The county board should be made up of laymen.
It should consist of a group of from five to nine 
members elected at large, on a nonpartisan ballot.
The members of the board should serve as representa­
tives of all of the people of the county in the devel­
opment of a system of public education. • • * Its 
first and most important duty shoul^gbe the selection 
of a superintendent of schools. . •
The 1955 legislature of the State of Washington 
passed a bill providing for an elected lay county board of 
education. This board is required by the bill to approve 
the budget of the county superintendent of schools. Once 
the budget is approved the county commissioners are required 
to provide the amount necessary from mostly from county 
sources; provision is also made for the state to contribute 
a certain amount for this budget.
Financial practices. At the present time, the funds 
with which intermediate units are operated come from any 
one or combination of four different sources. These sources 
are: (1) the state, (2) the existing county tax machinery.
19strayer, 0£. cit., p. 16.
^^Laws of 1955; State of V/aahington, Chapter 157; 
Substitute House Bill No. 29^.
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(3) tax machinery of a fiscally independent intermediate 
unit, and (4) contractual agreements with local districts* 
Intermediate services in California are financed 
in part by the state through a county service fund, dy this 
fund each county is paid ^3.75 for each pu^il in avera.je 
daily attendance in the intermediate unit. This fund has 
undoubtedly helped raise the Intermediate unit in California 
to its present high standards of service, but one of the 
arguments against state funds is that they may tend to per­
petuate services which the local units might handle better 
by themselves* The writer believes that it could be the 
duty of the county board to see that services of this kind 
are handled by the local districts*
In this chapter there has been an attempt to review 
some of the more important theoretical aspects of the 
organization and functions of the intermediate office for 
school administration. The writer hopes that the review, 
though arbitrary in selection and cursory in nature, will 
provide a better background for the reader interested in 
improving educational opportunity through a vitalized 
intermediate unit.
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C H A P T E R  V
N0PJ4ATIVE INFORiviATiua FRO,4 SELECTED 
ÜUTSTANDIIJG COUNTIES IN OTHER STATES
Very little specific information is available on the 
personnel necessary to operate an effective intermediate 
unit, and there is no information available which can be 
used for comparison with Montana counties. Also, there is 
a dearth of information on the types of special services 
which are offered by the intermediate units which are comparabh 
to Montana counties. Information of the sort provided in 
this chapter should prove valuable as a guide, if and when 
an a ttempt is made to increase the effectiveness of the 
office of the county superintendent of schools, ,‘iost of 
the pupil services provided by the norm counties are common­
place for pupils in the larger urban school systems.
GCMlARAEltlTY OF NOfdi COUnTlEo
In choosing intermediate units from other states for 
comparison with Montana counties-an attempt was made to get 
outstanding counties which would be comparable t o Montana 
counties in area in square miles, population, and per cent 
rural population. Table I lists the counties chosen for 
comparison, along with information on the area i square
^Gf, arite. F. 11, for a discussion on the reason these 
counties were considered outstanding.
-34-
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TAÜLS I
RURi.L Rji'lLnTICR vl'- Rûliw COüRîihJ 








1 Calaveras 1,028 9,902 100
2 El Dorado 1,725 16,207 77
3 Kings 1,395 46,768 634 San Luis Obispo 3,326 51,417 515 Sh 19tp 3,800 36,413 726 Trinity 3,191 5,067 100
'a shin fût on
7 Adams 1,895 6,584 100S Chelan 2,931 39,301 609 Kitsap 402 75,724 5910 Kittitas 2,315 22,235 62
Oregon
11 Baker 3,084 16,175 4112 Lane 4,573 125,776 60
Wisconsin
13 Kenosha 273 75,238 2714 folk 934 24,944 10015 Walworth 560 41,584 61
16 Waukesha 556 65,901 66
Iowa
17 Howard 471 13.105 72
là Tama 720 21,688 86
South Dakota
19 ^3rown 1,677 32,617 35
Illinois
20 Iroquois 1,122 32,617 87
21 Livingston 1,043 37,809 69
Kansas
22 Barber 1,146 8,521 100
23 Butler 1,445 31,001 50
24 Harper 601 10,263 73
25 Russell 897 13,406 52
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miles, the population, and the percent rural population.^
Population. As Table 1 shows, the range in popula­
tion for these counties is from a low of $,0o7 to a high 
of 125,776. The median county with respect to population 
has 31,001 people. Lane County, Oregon, actually is not 
comparable in population, but its area of 4,573 square 
miles and other factors warranted its inclusion in the 
group of counties chosen. If Lane County is disregarded, 
the range in population of the remaining twenty-four coun­
ties is from 5,087 to 85,901 with a median of around 23,000. 
As shown in Table II, the range for Ilontana counties in 
population is from a low of 1,026 to a high of 55,875, with 
a median of 6,334. Thus, the norm counties are comparable 
in population to the upper half of the Montana counties in 
this respect.
Area. As revealed by Table I the area, in square 
miles, of the counties used for comparison varied from a 
low of 273 to a high of 4,573 (3800 if Lane County is dis­
regarded), with the median county having an area of 1,146 
square miles. In Table II it can be seen that ilontana 
counties vary in area from a low of 716 square miles to a 
high of 2,337 square miles. In general, the norm group
Information listed in Table I and Table II was taken 
from the following sources: United States Bureau of Census,
1950 Population Census Rerort P-A2o: Preprint of Volume I,
Chapter 26 (Washington: Government Printing Office, 195lT,
p. 0 for Montana, and from preprints of chapters for the 
other states as follows: Chapters 5, 13, 15, 16, 41, 47,
49; with pages 12-13, 12-15, 9-10, 11-1.:, 10, 13, and 10-11.
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TABLE II
HIGH, LO:; AND MEDIAN MONTANA COUNTIES IN AREA, 







Low 716 1 ,0 2 6 21
High 5,556 55,675 100
Median 2,337 6,334 100
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has a few too many small counties for good comparability^ 
but the upper half of the norm group can be readily compared 
in area to the middle portion of the range for Montana 
counties*
Rural Population* One final test for comparability 
was the per cent of rural population in the individual norm 
counties.^ Table I Indicates that the norm group counties 
varied in per cent of rural population from a low of 35 per­
cent to 100 per cent, with the median county being 69 per cent 
rural. Half of the Montana counties have a completely rural 
population as is shown in Table II. The smallest percentage 
of rural population listed by any Montana county is 29 per cent#
NUMBER OF PERSONNEL RELATED TO OTHER FACTS ON 
THE SCHOOL UNITS SERVED BY THE COUNTY OFFICE
A competent, energetic staff is in most cases a 
necessity if the intermediate office is to be effective in 
the multitude of jobs which it can be called on to handle.
Table III contains a listing of the size of the personnel 
staff in each norm county office, along with figures on the 
number of teachers served by the office, the pupil popula­
tion served b y the office and the number of school units
^Under the rural definition established for the 1950 
census, population not living in Incorporated towns or 
fringe areas of cities with 2,500 or more inhabitants is 
considered rural population. See; United States Bureau, 
pp. £ix* p« vii*
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TABLE III
NÜI'ÎBER OF PERSONNEL, TE A v HERS, S LHOOL 





















1 11 90 20 1,8932 7 174 32 3,523
3 25 523 22 11,000
4 4 40 542 46 11,364
5 28 444 54 9,7306 7 45 20 1,000Wash.
7 2 96 10 1,3938 3 408 23 8,500
9 3 787 41 9,000
10 3 225 20 4,563Oregon
11 2 52 20 2,017
12 5& 1372 48 25,764Wise.
6 150 40 2,675
14 4 287 83 5,340
15 14 305 97 8,40016 18 503 105 9,131
Iowa
17 6 124 64 1,408
18 3 235 66 4,558S.D.
1 14 3 985 89 1,800
4 342 46 6,018
21 6 340 29 6.059
Kan.
22 3è 126 28 1,199
23 3 235 53 7,392
24 2 55 23 796
25 2 108 40 1,247
Totals 211 7666 1119 147,162
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served by the office. The number of people on the person­
nel staff for each county does not include the superinten­
dent, In each case the figure for personnel includes both 
the professional (psychologists, etc,) and the non-profes­
sional help. None of the norm counties had fewer than two 
people on the office staff, not counting the superintendent, 
San Luis Obispo County, California, reported forty people 
on its staff, and this was the largest staff reported.
By calculation from Table III it can be seen that the s ix 
California offices reported an average staff of 19,6 
people,4
However, just a listing of the personnel of the 
size of the personnel staff does not give a clear picture 
of the size of the staff as it relates to such factors as 
the number of teachers in the unit served, the number of 
pupils served, or the number of school units served* Table 
IV contains a listing of ratios showing the size of the 
personnel staff per; (1) 1000 pupils served, (2) 10 school 
units served, and (3) 100 teachers served,
A consideration of Table IV shows that the largest 
staff ratio per 1000 pupils was 7, the smallest was 0,2,
The average number of personnel people per 1000 pupils for 
all counties was 1.43, and for California this average ratio 
was 3*06 per 1000.
^Cf, post, p. 37, Gives a comparison of this figure 
with the size of staff in Montana counties.
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TABLE IV
RATIOS OF PERSONNEL PER 1000 PUPILS, PER 10 SCHOOL 


















1 5.8 5.5 12,2 .2 2.0 2,2 4.0
3 1.8 11.3 4.8
4 3.5 8.7 7.4
5 2.9 5.2 6.46 7.0 3.5 15.6
Wash.
7 1.4 2.0 2.0
S 0.4 1.3 0.7
9 0.3 0.7 0.410 0.7 1.5 1.3
Oreson 
11 0.8 1.0 3.912 0.2 1.1 1.1
Wise.
13 2.1 1.5 4.0
14 0,8 0.5 1.4
15 1.7 1.4 4*616 2.0 1.7 3.6
Iowa
17 4.3 0.9 4.8IS 0.7 0.5 1.3
S. D.
19 1.7 0.3 3.1
111.
20 0.7 0.9 1.221 1.0 2.1 1.8
Kansas
22 1.8 1.3 2,8
23 0.4 0.6 1.3
24 2.5 0.9 3.6_ 25_. . 0 . 5 ____  1 . 9  .....- ..
Average 1.43 1.88 2.75
Calif. Average 3.06 6,08 6.49
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Agc;in referring to Table IV, the largest staff 
reported per ten school units was 11.3 and the sualleiL 
was 0.3. A small size staff per ten school units could be 
caused by a large number of one room schools in the unit 
reporting, and for this reason the ratio is probably not 
too informative. However the line of Table IV which gives 
the California averages shows that the personnel per ten 
school units and the personnel per 100 teachers compared 
quite closely at 6.08 and 6.48 respectively. The size of 
staff per 100 teachers could prove a valuable ratio because 
the total number of teachers is a more comparable figure 
than the total number of school units from county to county. 
The highest personnel ratio per 100 teachers w ô s 13.6 in 
Trinity County, California. The smallest ratio of personnel 
per 100 teachers was 0.7, and the average ratio for all 
counties was 2.73*
NUMBER OF SERVICES OFFERED BY NOim COUNTIES
The blank sent to the selected county offices con­
tained a list of selected special services which could be 
offered at the intermediate level*^ A consideration of 
Table V reveals the percentages of the twenty-five norm 
counties which handled the special services with personnel 
from the individual county office. The titles of the ser­
vices are rather broad and can be further subdivided as has
5See Appendix B*




PERCENTAGE OF THE TWENTY-FIVE COUNTIES WHICH 








Communication bulletins, etc. 96
Cooperative or centralized purchasing 36
Curriculum laboratory 68
Services for exceptional children 40






Inservice education of teachers 88
Inservice education of other personnel 44
Instructional supervision 84
Legal Services 32
Central library service 32
Cooperative library 16
Bookmobile 16
The percentage is given for the number of counties 
who report that the service is handled directly by personnel 
in the county office.
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Other service for teachers 
Attendance supervision 
Guidance and counseling 
Testing, psychological services 
Psychiatric services 
Administration of transportation 
Planning bus routes 
Bus driver training 
Recreation programs 
Research
School building service 
Special teachers (reading, etc.) 
Special consultants and coordinators 
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been done in Chapter IV of this paper#^
The percentage of the c ounties offering the various 
services varied fl*ora zero to ninty-six# An audio-visual 
library was maintained by 92 per cent of the counties and 
15 per cent owned and operated a bookmobile# Psychological 
and testing service was offered in 72 per cent of the 
counties#
Table VI lists the number and per cent of the thirty- 
five selected services which each county handled directly 
with personnel from the county office. Of course, this is 
not a listing of all of the services offered by the counties, 
merely the number of a selected group of services# Seven 
counties offered 21 or more of the thirty-five services#
The range in per cent of selected services offered by the 
individual counties varied from 20 per cent to 77 per cent*
SOURCES OF PI.h-i JOIAL SUPPORT FOR 
THE m m  COUNTIES
The percentages in Table VII indicate the amount of 
the total county budget that comes from the state, county, 
or local district# The figures for the single states do 
not reveal any uniformity as to source of finance, but they 
do indicate the general trend for the state# In California 
the greatest portion of financial backing for the county 
budget comes from the state, with the percentages ranging
^Cf. ante, p# 26-27#
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NÜIffiERAND PERCENTAGES OF THIRTY-FIVE SELECTED SPECIAL 














5 24 696 17 49
7 11 318 9 26
9 19 5410 11 31
XI 7 2012 5 14
13 20 57
14 15 43
15 20 5716 26 74
17 27 77
18 21 60
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TABLE VII
PERCENTAGE FINANCIAL SUPPORT FOR NOltu COUNTY
OFFICES COMING FRüri STATE, COUNTY, AND LOCaL DISTRICT
Percentage
Percentage Percentage support
County support support from
code from from local
no. state county district
1 100
2 90 10
3 70 20 10














20 52 43 5
21 43 50 7
22 68 32
23 33 15 52
24 0 98
25 95 5
*These counties sent no breakdown on finances
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from seventy to one hundred for the counties which reported 
this figure.
The total cost of operations for the offices in the 
various norm counties which reported the figure is listed 
by county in Table VIII. Moat of the figures listed are 
close approximations for the year 19>4-55, however a few 
are exact totals from the year 1953-54# The range in the 
total cost was from a low of 47,000 to a high of ^3 0 9,000.
Cortunents on financial programs of norm countv offices 
by the superintendents who operated t hem. On the third page 
of the information blank? space was provided for any coniaents 
on the financial programs of the county which the superin­
tendent thought could be used as desirable criteria* A few 
of the comments of superintendents who responded are repro­
duced below:
More financial help from both state and county would 
make it possible to render services that are now out of 
the question.®
It would be desirable for our state legislature to 
make it possible for the local districts to contract 
with the intermediate unit for needed services, such 
as classes for exceptional children. A county board 
of education with taxing power would be most helpful,°
The film library is financed completely by the 
individual units. Each unit budgets and this amount 
is held and dispensed thru a separate treasury.
?See Appendix B,
“Contributed by Levis R. Bune, Superintendent, folk 
County, Wisconsin.
“Contributed by Lucile Goodrich, Superintendent, 
Livingston County, Illinois.
^^Contributed by Jennie McKinley, Superintendent, 
Barber County, Kansas.
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TABL2 VIII
APPROXiyiATE TOTAL EXPEilDITUKLS 
























*Most of these figures are for the year 1954-55, 
but a few are for the year 1953-54»
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County superintendent should be allowed to present 
a budget each year,
Our county board of education has the power to levy 
funds for whatever amount is necessary to operate the 
program. There is no limit placed upon this levy.
This is, in my opinion, the outstanding feature of 
our Iowa County school s y s t e m . 12
The superintendent of Walworth County, Wisconsin, listed
the following comments on his county’s financial program
as desirable criteria fisr other intermediate units:
1, State support for administration
2, Local support plus state aid for services
3, Good salary schedule for consultants
4, Mileage to cover expense of operating cars, etc,13
MILEAGL TRAVELED IN m m  COUNTIES 
TO REACH ALL UNITS SERVED
Several counties reported figures on the total 
number of miles covered in reaching all the units served 
for one regular visit, and these figures are given in Table 
XX, The word "regular" in the foregoing sentence is important 
since a round trip might be required to reach a certain 
school for one regular visit, whereas, in some cases several 
schools may be visited on one regular visit. The mileage 
covered is an interesting comparative factor since schools 
in some Montana counties are often great distances from the 
county seat. Of the counties reporting the mileage figure, 
the greatest number of total miles for one regular trip
llContributed by John T, Smith, Superintendent,
Harper County, Kansas.
llContributed by Abner A, Hendrickson, Superintendent, 
Howard County, Iowa.
13Contributed by Sheridan Ellsworth, Superintendent, 
Walworth County, Wisconsin.
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TABLE IX
TOTAL MILEAGE TRAVELED IN NORi-1 COUNTIES 
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was 2,639, and the smallest was thirty. These figures are 
not the total number of miles traveled in a year, but the 
total number traveled on one regular trip to all units. 
Walworth County, Wisconsin, was one of two counties report­
ing a total regular trip mileage of 2,000 miles. An inter­
esting observation is that Walworth County reported a total 
of fourteen on its personnel staff.
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CHAPTER VI
THE THEORY, CRITERIA, AND THE MONTANA OFFICE
Various theory and criteria have been enumerated in 
Chapters IV and V of this paper as guides for thu w*’eation 
of a new or the revitalization of the old intermediate 
unit in Montana, Certain aspects of the theory in Chapter 
IV were reviewed with the Montana situation in mind. The 
criteria and facts listed in Chapter V came from counties 
which are nearly comparable to a majority of Montana count­
ies in area and population. In this chapter an attempt will 
be made to relate some of this information to the Montana 
situation, while reviewing factors which make the Montana 
situation unique. Appendix £ contains a table which lists 
much pertinent information on all Montana counties.
STATUS OF OFFICE IN MONTANA
Exact information on some aspects of the Montana 
county office are not available. Most of the status infor­
mation available is to be found in Sullivan’s paper on the 
office,^ This paper, however, contains little information 
on specific services which are now being rendered by the 
county office and this area could stand some research.
Sullivan did present a good summary on what the
Neal G* Sullivan, "The Status and Problems of the 
County Superintendent in Montana," (unpublished Master’s 
thesis, University of Montana, Missoula, 1954), 92 pp.
-53-
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present county superintendents consider wrong with the of­
fice* One of the major complaints centered around the lack 
of personnel. The superintendents felt that they spent too 
much time with clerical duties; time which could better be 
spent with teacher aupervision and other aspects more re­
lated to education.2 Lack of office help and administrative 
assistance could be costing the i»lontana taxpayer through 
loss of educational and administrational ability which can­
not be utilized because of the excessive clerical demands 
of the office.
Certification standards. One paradoxical situation 
is revealed when the certification standards for the county 
superintendent are examined. The superintendent is hired by 
the county as a school administrator. The county superin­
tendent must be able to keep records, make annual reports, 
publish financial statements, check census cards, administer 
oaths, work on abandonment and creation of school districts,
apportion school money, make out warrants, and settle con-
3troversy over the administration of school law. He has 
to be informed enough to "consult with the trustees and 
clerks of all school districts upon all matters relating 
to the good and welfare of their school, and shall instruct 
them . . . and so on. All of the duties enumerated in the
?Ibid.. p. 75.
^School Laws of Montana. Chapter 15, 1^53, p. 34. 
^ibid.
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foregoing two sentences are administrative duties in addi­
tion to the supervisory duties required by law. The county 
superintendent is hired as an administrator and yet he is 
not required to take any administrative ^  supervisory 
courses in order to be certified for his job % He is not 
required to have the administrator's certificate required of 
the superintendents of the local school districts in his 
county.5 In 1953-54 no county superintendent held the 
state administrators certificate.^ This is in direct contra­
diction to the theory which states that the superinten­
dent should be the most highly qualified person in the 
area in which he is working.
The superintendents salary. But even if the certi­
fication standards were to be raised the salary would not 
attract persons with the i'-Iaster's degree which is re­
quired of the holder of an administrator's certificate. In 
1950 the median salary paid t o the county superintendent in 
Montana was sixth from the lowest median salary paid in the 
whole nation I This 1950 figure was <t2 ,305.^ In 1953 the 
Montana State Legislature passed a law which guaranteed the 
county salary of at least v2,906, and this is an improve­
ment in the dearest sense of the term, but a low ceiling
^Ibid. p. 93.
^Sullivan, 0£. cit.. p. 51.
/National Education Association, Department of Rural 
Education, The County Superintendent of Schools in the United 
States. Yearbook, 1950 (v.ashington, D. C. : The Association,
1950)7 p. 50.
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is still placed on the salary because it is fixed by the 
population and taxable valuation of the county*^ Again, 
we find a situation in Montana in conflict with the theory 
which states that the salary of the superintendent of the 
intermediate unit should be as high as the highest paid to 
a school administrator in the county. By way of comparison, 
in 1953-54, the six California norm counties used for comp­
arison in Chapter V paid their county school superintendents 
the following six salaries; ^5,700; 6,000; 6,000; 7,200;?,200; 
and , 7,200.^ In 1953-54, two Montana county superintendents 
reported salaries in the range between 4 3 ,5 0 0 and 43,900.
The question arises— can Montana ask better certification 
requirements without a tremendous increase in remuneration?
Personnel and services. Table X is a composite 
table, as it is composed from data from two sources; (1) 
Sullivan’s paper, and (2) Table IV, page 41, of this paper.
TABLE X
NUMBER OF PERSONNEL IN FIFTY-ONE MONTANA COUNTIES 
COMPARED TO NORM COUNTY IDEAL
Total personnel 
in 51 Montana 
counties
Number of school 
units supervised 
in these 51 
Montana counties
Total personnel the 
hypothetical average 
norm county would 
have using ratio 
1.58/10 school units
38 1,259 236.7
^School Laws, 0£. cit.. p. 33.
California Teachers Association, California School 
Administrators’ & Special Services Personnel Salaries for
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From Table XIII and Table XIV of Sullivan’s thesis^^, the 
total personnel for fifty-one Montana counties was calcu­
lated. For purposes of this calculation, no distinction was 
made between clerks and deputies as listed in Sullivan’s 
study. The part time clerks and deputies counted as one- 
half person each. The total number of personnel in these 
fifty-one Montana counties when calculated in this .aanner 
was thirty-eight. At the same time these fifty-one counties 
were responsible for the supervision of 1,259 school units.
If the ratio of 1.68 personnel people per ten school units 
is accepted as a valid guide, then there should be a total 
of 2 3 6 .7 people available as personnel for the fifty-one 
counties, instead of thirty-eight. If the county as an 
Intermediate unit is expected to deliver its full potential 
of educational service, the personnel must be provided. The 
statement of the Wisconsin Commission on the Improvement of 
the Educational system is requoted at this point:
If the functions which the intermediate unit is given 
to perform are routine and repetitive in nature, we 
recommend that the unit be permitted to expire when 
the state reorganization program is complete. If, 
however, the intermediate unit can be developed into a 
service unit which provides worth-while functions, we 
recommend that it be retained and strengthened to 
permit it to provide the type,of service which will 
facilitate better education.
^^Sullivan, op. cit., p. 40-41.
^^Report of the commission on Improvement of the 
Educational System, fart General Recommendations. 
(Madison, Wisconsin: Commission on Improvement of the
Educational System, 1948), p. 13.
1951-1954. Research Bulletin Wo. 72 (San Francisco; 
California Teachers Association, 1954), p. 13.
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Special services. According to Sullivan’s findings 
the Montana superintendents reported that routine office 
work kept them so busy that they were hard pressed to find 
sufficient time to do the required supervision of teachers 
Meanwhile of the twenty-five norm counties 92 per cent had an 
audio-visual library for the units served, 72 per cent per­
formed testing and other psychological services, 40 per cent 
had a program for exceptional children, and 15 per cent even 
had libraries mounted on wheels in the form of bookmobiles.
Many essential services are now provided by those Montana 
superintendents who expend much energy but have to rely on 
sheer force of leadership to get the job completed. Many 
of these superintendents give much extra time to their job; 
however, without provision for adequate personnel itwould 
be doubtful if a truely efficient special services program 
can be established.
Montana’s unloue situation. The sparsity of pop­
ulation of several Montana counties together with the great 
distances which must be traveled between towns creates a 
problem which will probably not be solved by the traditional 
single county office. For instance Petroleum County had a 
pupil census, 6-21 years, of 243 in 1953-54 and an area of 1,651 
square m i l e s . G o l d e n  Valley County had a pupil census of 
366 with an area of 1,337 square miles. Carter county’s
^^Suiiivan, 0£. cit.. p. 75*
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pupil census listed a pupil population spread out over 
3,313 square miles. And it is interesting to note the 
number of school unit available for the children in the 
above three counties, as follows
One room units Total units Census 
Petroleum 6 13 243
Golden Valley 12 16 366
Carter 40 42 740
The small number of potential pupils in these counties 
spread out over many small school units, plus the vast areas, 
creates a unique situation that may warrant the pooling of 
resources of one county office with another, if not a 
complete new system of intermediate units, plus some un­
avoidable consolidation. In some cases it may be necessary 
for a superintendent in one county to provide some services 
to units in a second county which are not easily reached 
by the superintendent in the second county.
The counties with large urban attendance units 
create a special situation for the county office. The area 
served by thecounty office may prove too small, unless the 
county office can provide the servicer; to the large unit 
as well so that these services can be provided with complete­
ness and efficiency, the two requirements by theory on the 
desirable size for the intermediate unit.
l^See Appendix D, for source of figures.
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Certainly, the problem ol‘ creating educational 
opportunity in areas like the counties just described is 
difficult, but the problem will not be solved through in­
activity. Other states have realized the potentialities 
of the county office and are making many changes in the 
organization of the o f f i c e . M o n t a n a  too??
^^Wisconsin, Washington, Oregon.
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CHAPTER VII
SUMMARY AND RECOi#IENDATIONS
The purpose of this study was to detail criteria for 
the organization and functions of the office of the county 
superintendent of schools in Montana* The criteria and 
theory reviewed were drawn from both primary and s econdary 
sources* The points of theory reviewed were chosen for two 
reasons: (1) because they related to the Montana situation,
or (2) because they were general points of accepted theory, 
applicable to all intermediate units* The primary source 
material was acquired by an information blank from certain 
counties in other states* These counties had been reviewed 
and cited for outstanding programs in the literature on the 
intermediate unit and, also, they were comparable to Montana 
counties in area, population, and per cent rural population.
A study by Neal Sullivan on the status of the Mont­
ana county superintendent was reviewed to illustrate in­
adequacies in the organization and functions of the office 
and thus partially Justify this study on improvement of the 
office* Two basic assumptions of this study were: (1) equal­
ity of educational opportunity for Montana is a goal worth 
striving for, and (2) many small school units in Montana 
do not and cannot provide a basic program, comparable to that 
offered in urban systems, unless they are aided by an effic­
ient and energetic intermediate county office*
-61—
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SUMMARY OF THEORY AND FINDINGS
1. A large local district can benefit as much from the 
services of an intermediate unit as a small district 
can.
2. Services from the intermediate level should be optional 
and not forced.
3. Functions should be allocated to the unit closest to 
the people, as they can be administered with economy 
and efficiency.
4. The intermediate unit should act as coordinator for the 
provision of certain services by other governmental 
and private agencies.
5. The intermediate unit should be primarily a service 
unit.
6. Services are of three types: administrative, supervi­
sory and pupil personnel. Pupil personnel services are 
just as important as the other two types.
7. The intermediate unit should encompass districts where 
there is a bond of common Interest, i.e.. a natural 
socio-economic unit.
d* Information on ideal size for an intermediate unit must 
be in terms of many factors, such as population, pupil 
population, number of administrative units, geography, 
available finances and per cent rural population.
9. For many services it may be best to ignore existing 
county lines.
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10. The intermediate superintendent should have the high­
est possible qualifications.
11. The salary paid to the superintendent should be no less 
than that paid to the most competent local district in 
the area and should be decided on by a county board.
12. The superintendent should be appointed to office by a 
county board.
13. The office of the superintendent should be staffed with 
a sufficient number of qualified personnel. Some guide 
to the size of the personnel staff for Montana counties 
is given by the following ratios.
a. 1.43 personnel people per 1000 pupils served.
b. 1.^8 personnel people per 10 school units served.
c. 2.75 personnel people per 100 teachers served.
These ratios are averages for twenty-five counties 
comparable to Montana counties in area, population and 
per cent rural population.
14. There should be a county board composed of from five to 
ten members serving as representatives of all the 
people of the county.
15. The members of the board should be elected at large on 
a non-partisan ballot.
16. The board should select the superintendent and determine 
how many years he should serve.
17. The board should be enabled to prepare a budget
13. The financial resources should be adequate and may come
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from any one or a combination of foui- different sources:
a. the state
b. the local district
c. the county
d. the county board of education as an Independent 
tax levying body.
19. In states with the most highly developed intermediate 
unit the largest portion of the finance comes from the 
state.
20. It is desirable to have the local district contract 
for some services.
ftlCOi'KENDATIuNS
Recommendations for further study. The following 
areas could use further research:
A. Determination of the extent to which special ser­
vices are now offered by Montana counties
B. Organization of Montana into functional intermediate 




d. natural socio-economic groupings
e. common interests of the people
C. Detailed description of the ways the Montana 
office is stifled by legislative provisions and
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determination of the legislative steps v.hich 
would have to be taken to completely reorganize 
the office.
Recommendations from the study. On the basis of 
(1) the criteria, (2) the theory, and (3) the consideration 
of the Montana office, the following recommendations are 
made for Montana.
A. Montana should be organized into intermediate 
units, utilizing county boundaries as unit 
boundaries whenever possible, but not hesitating 
to combine two counties or ignore county lines 
completely when necessary.
D. All of the criteria on pages 6 2, 62 and 64 of 
this paper should be applied if possible.
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LETTER OF EXPLANATIONS AfiD INSTRUCTIONS
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The office of the county superintendent of schools in 
Norm County, State, is cited in several books and articles 
on school administration for having outstanding organiza­
tion and for offering many worthwhile services to schools 
in Norm County. Would you, as superintendent, supply some 
information on your office by filling out the enclosed 
information blank? In addition, any other open-end infor­
mation not listed on the blank, such as organizational 
charts, etc., which you could send me, would be greatly 
appreciated.
Similar information will be sought from other exemplary 
county, or intermediate school administration offices in 
yours and other states.
I am a graduate assistant at Montana State University 
and am conducting a study on criteria for the organization 
and functions of the office of the county superintendent of 
schools in Montana. The information gathered for this study 
will be supplied to Montana county superintendents, various 
state legislators, and other interested persons.
This study has the approval of the School of Education 
at Montana State University, and is endorsed by the North­
west Cooperative Program in Educational Administration.
I sincerely solicit your co-operation in this study and 
ask that you fill out and return the information blank as 
soon as possible. A stamped, addressed envelope is enclosed 
for return of the blank.
Thank you for your co-operation.
Sincerely,
J C3L*-Jv (o I ^ cL' c-c-V
Paul G. Tschache
PGT/2








A. List below, as accurately as possible, the answers to 
the following general information questions,
1. The area, in square miles, of the unit 
served. If the unit served is approx­
imately the same as the county, mark an 
X in the blank, because this information 
is available to the writer,
2. The population of the unit served, Again, 
mark an X if the population of the unit 
is the same as that of the county,
3. The pupil census, 6-21, if the figure is 
available,
A . The actual pupil population in average 
daily attendance in the unit served,
5. Total mileage required to reach all school 
units served for one regular visit,
6» The number of school units served. If 
you could break this down into separate 
secondary and elementary units, do so in 
the space below, or on the back of this 
page*
_________ 7, Number of teachers in the unit served.
0̂, Total personnel in your county office. If 
you have any information on organization, 
please enclose, or break down in the space 
below.
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B* After the following headings of X, Ï, and Z, three
different ways in which your office might deal with cer­
tain services are described* In the blank spaces to the 
left of the services listed, place X, Y, or Z, depending 
upon how that particular service is dealt with by your 
office,
X. Those services which are bandied directly by per­
sonnel in your office* If you mark a service X, also 
list the number of school units receiving the service* 
(example, X-24)
Y, Those services channeled through, or stimulated by 
your office, but handled by personnel outside your 
office*
Z* Those services not dealt with by your office,
adult education 
audio-visual library 
communication bulletins, etc, 
cooperative or centralized purchasing 
curriculum laboratory
curriculum leadership conservation, etc, 







inservice education of teachers








other professional service 
attendance supervision 
guidance and counseling 
testing, psychological services 
psychiatric services 
administration of transportation 
planning bus routes 




 special teachers^^ , ,. . special consultsSts coordinators
“~ ^ trade and industrial education 
other services, please describe
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C. How is your program financed?
1. Percentage from state per year,
2. Percentage from county per year.
Percentage from local districts or 
units per year*
L » If services are contracted by the local 
districts place an X in blank,
5, Total cost of program per year.
D, In space below list any comments on your financial 
program that you think would be helpful as desirable 
criteria for other intermediate units.
E, Any other open-end information not listed in this 
blank w ill be gratefully accepted.
F, Space below for any additional comments that you may
wish to make.
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Montana State University 
Missoula, Montana 
24 June 55




You received a letter and an information blank from me about 
a month ago. To date, I have not received any word from your 
office. Your county was one of 35 chosen because of its out­
standing organization and functions. The data collected for 
this study will be used in preparing a criteria check list, 
to be used in the development of the county office in Montana 
and other states.
Perhaps you have misplaced the blank or the return envelope 
which I sent you, at any rate I am enclosing another of each.
I have received 27 returns from the various states that I 
mailed blanks to. Could you, or someone in your office, use 
five minutes to help make the coverage 100^? Fill out as 
much of the blank as you can in five minutes and mail it 
back to me even if you are unable to finish it in that time.
Sincerely,
 ̂ \ (i/-. L
Paul G. Tschache
PGT/2
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TABLE X
AREA, POPULATION, PERCENT RURAL OF MONTANA COUNTIES 
ALONG WITH THE PUPIL CENSUS 6-21 AND THE NUi-iBER OF 


















1 2 3 4 5
Beaverhead 5,556 6,671 51
Big Horn 5,033 9,624 100
Blaine 4,267 6,516 100
Broadwater 1,243 2,922 100
Carbon 2,070 10,241 73
Carter 3,313 2,798 100Cascade 2,659 53,027 26
Chouteau 3,920 6,974 100
Custer 3,765 12,661 27
Daniels 1,443 3,946 100
Dawson 2,358 9,092 42
Deer Lodge 736 16,553 3?
Fallon 1,633 3,660 100
Fergus 4,244 14,015 53
Flathead 5,177 31,495 59
Gallatin 2,517 21,902 46
Garfield 4,595 2,172 100
Glacier 2,974 9,645 61
Golden Valley 1,178 1,337 100
Granite 1,733 2,773 100
Hill 2 ,9 2 6 14,265 43
Jefferson 1,651 4,014 100
Judith Basin 1,660 3,200 100
Lake 1 ,5 0 0 13,835 100
Lewis & Clark 3,477 24,540 26
Liberty 1,459 2,180 100
Lincoln 3,715 6,693 100
McCone 2,594 3,258 100
Pladison 3,530 5,996 100
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1 2 ............3 4 - .3 .
Mineral 1,233 2,061 100 709 9Missoula 2,613 35,493 36 8,976 29Musselshell 1,686 5 ,406 47 1 ,134 15Park 2,627 11,999 36 2,666 38Petroleum 1 ,6 5 1 1 ,0 2 6 100 243 13
Phillips 5 ,2 2 9 6,334 100 1,719 38Pondera 1,643 6 ,392 100 2,101 22Powder River c,265 2,693 100 634 34Powell 2,33^ 6 ,3 0 1 40 1 ,546 19Prairie 1,727 2,377 100 592 10
Ragalli 2,384 13,101 80 3,276 16Richland 2,065 10,366 61 2 ,929 46Roosevelt 2,365 9,560 73 4,111 30Rosebud 5,032 6 ,5 7 0 100 1,710 14Sanders 2,611 6,963 100 1,937 17
Sheridan 1 ,7 0 0 6 ,6 7 4 100 1,617 34Silver Bow 716 46,422 21 11,620 24Stillwater 1,797 5,416 100 1,460 26
Sweet Grass 1 ,6 4 6 3,621 100 900 23Teton 2 ,2 9 4 7 ,232 100 1 ,9 3 6 21
Toole 1 ,9 65 6,667 55 1,903 26Treasure 964 1,402 100 364 6
Valley 4 ,9 6 1 11,353 66 3,392 37Wheatland 1 ,4 2 2 3,167 100 775 6Wilbaux 669 1 ,9 0 7 100 557 14Yellowstone 2,635 55.675 36 16,002 53
*The data on area, population, and per cent rural is 
taken from: United States Bureau of Census, 1950 Population
Census Report P-A26: Preprint of Vol. I. - 26 (̂ Wash­
ington: Government Printing Office, 19^1), p. d.; fhe mat­
erial on pupil census and school units is from; State Dep­
artment of Public Instruction. Montana Educational Directory 
(Helena: Reporter Printing and Supply Co.), 47 pp.
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